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01 
Why this area is important 

01 The European Economic and Social Committee (EESC) and the European Committee of the 
Regions (CoR) are the European Union’s advisory bodies established by the Treaty on the 
Functioning of the European Union (TFEU). The EESC is composed of representatives of 
three groups within organised civil society: employers, workers and civil society, with a 
view to promoting participatory democracy. The CoR is composed of elected 
representatives of local and regional authorities and serves as a formal voice for these 
bodies in shaping and implementing EU policies. In our report, we will refer to the two 
bodies as “the Committees”. 

02 The TFEU stipulates when opinions must be requested by EU institutions’ (“mandatory 
referrals”), when the institutions may consult the advisory bodies (“outlook” and 
“exploratory” opinions), and when the Committees can act on their own initiative1 
(Figure 4 of Annex I). Mandatory referrals are used to involve the Committees in the EU 
legislative process once the European Commission has presented a legislative proposal to 
the European Parliament and the Council. 

03 While the TFEU requires the Parliament and Council to consult the Committees during the 
legislative process, these institutions retain discretion on how they address the 
Committees’ opinions and recommendations. Lobbyists, non-governmental organisations 

 
1 Articles 304 and 307 TFEU. 

Main messages 

https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=oj:JOC_2016_202_R_TOC
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(NGOs) and organised interest groups outside the institutional framework of the TFEU also 
try to influence decision-makers2. 

04 International standards – from the Organisation for Economic Co-operation and 
Development (OECD), the United Nations and the Council of Europe – emphasise that 
advisory bodies should have an institutionalised role in good governance and participatory 
democracy. According to the OECD, advisory bodies form a bridge between policymakers 
and stakeholders, combining expertise, representation, and legitimacy. These bodies “play 
a central role … by feeding in information, facts and evidence in the various phases of the 
policy cycle”3. As such, their opinions offer not only non-binding guidance and specialised 
knowledge but also contribute to democratic participation and legitimacy, as they allow 
members of society from different levels to contribute to policymaking. 

05 Our audit focuses on the arrangements in place that are intended to enable the 
Committees to produce relevant and high-quality opinions, deliver them on time to 
contribute to the legislative process, and systematically analyse their impacts. We covered 
the processes used by the EESC and the CoR to produce opinions between 2019 and 2024 
(a total of 1 372 opinions). We examined all types of Committee opinions and the entire 
production process, from strategic planning to measuring the impact of their work. For a 
sample of 60 opinions (30 opinions from each Committee, across different types of 
opinions, policy areas and years during the parliamentary term of 2019-2024), we 
examined the drafting process, quality control measures, timeliness, and adherence to 
rules of procedure (RoP). See Annex I, paragraphs 12-14 for more details on the audit 
approach. 

06 We assessed the processes used by both advisory bodies designed to support: 

— the production of high-quality and relevant opinions; 

— the delivery of opinions on time to contribute to the legislative process; 

— the analysis of how their views are considered by institutional stakeholders during the 
legislative process. 

We did not directly examine the content of the Committees’ opinions. 

 
2 Panke, D., Hönnige, C. and Gollub, J., Consultative Committees in the European Union: No Vote – 

No Influence? European Consortium for Political Research, 2015. 

3 OECD (2017), Policy Advisory Systems: Supporting Good Governance and Sound Public Decision 
Making, OECD Public Governance Reviews, OECD Publishing, Paris, p. 15. 

https://www.researchgate.net/publication/272681266_Consultative_Committees_in_the_European_Union_No_vote_-_no_influence
https://www.researchgate.net/publication/272681266_Consultative_Committees_in_the_European_Union_No_vote_-_no_influence
https://www.oecd.org/content/dam/oecd/en/publications/reports/2017/11/policy-advisory-systems_g1g8362d/9789264283664-en.pdf
https://www.oecd.org/content/dam/oecd/en/publications/reports/2017/11/policy-advisory-systems_g1g8362d/9789264283664-en.pdf
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07 Our audit provides a timely opportunity to support both Committees by assessing their 
performance, as they have recently started new terms of office. In recent years (2022 and 
2024), both Committees have also renewed their cooperation agreements with the 
European Parliament and the Commission, reinforcing their institutional partnerships. We 
expect our findings to help strengthen the Committees’ processes for producing opinions. 
This will be relevant not only for the Committees themselves, but also for the legislative 
institutions that receive these opinions and for other external stakeholders. 

What we found and recommend 
08 Overall, both Committees have quality management procedures that support the 

production of their opinions, but there are gaps in procedures for selecting experts. The 
Committees sometimes issue opinions too late to influence EU decision-making, which can 
undermine the impact of the opinions. Although the Committees monitor outreach, their 
current systems are not designed to systematically evaluate outcomes or legislative uptake, 
and existing indicators focus mainly on visibility and volume rather than impact. 

09 As regards planning, the CoR sets multiannual priorities aligned with the EU legislative 
cycle. The EESC carries out planning at thematic level but lacks Committee-wide long-term 
strategic planning. Both Committees have clear rules and guidance which cover the entire 
production cycle for all types of opinions, designed to ensure a consistent level of quality 
and standardisation. This includes rules for the format, length, drafting and review of 
opinions before their final adoption. The Committees have also developed processes and 
special arrangements for urgent cases. Administrators support rapporteurs by providing 
relevant policy information and checking the clarity and consistency of texts throughout 
the opinion preparation process. To avoid duplication of resources, the EESC and the CoR 
share a number of administrative and support services for translation, logistics and IT 
support. See paragraphs 17-29. 

10 Both Committees make extensive use of experts to help them draft opinions but neither 
has transparent criteria for their selection. The CoR has also not established procedures for 
selecting experts or a Committee-level register of previous experts. This leads to the risk of 
bias, hampers transparency and therefore poses a reputational risk for the Committees. 
See paragraphs 30-36. 
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 Recommendation 1 

Enhance transparency in expert selection 

As regards the selection of experts: 

(a) each Committee should establish and publish criteria ; 

(b) the CoR should develop procedures and a central register of experts to record 
their previous work for the Committee and their areas of expertise. 

Target implementation date: December 2026 

 

11 The EESC delivered its opinions within the deadlines set by the European Parliament, 
Council and Commission in 71 % of the cases, while the CoR met these deadlines in 33 %. 
Both Committees, however, informed us that they prioritise political deadlines: they aim to 
deliver their opinions before voting takes place in the relevant European Parliament 
committee. The EESC met this target in 84 % of the cases and the CoR in 74 %. See 
paragraphs 40-47. 

12 Neither Committee has key performance indicators or automated systems to monitor 
compliance with institutional and political deadlines in a consistent and systematic manner. 
The lack of automated performance tracking and alerts hampers early identification of 
bottlenecks and subsequent reporting of performance. See paragraphs 48-51. 

 Recommendation 2 

Improve the monitoring of opinion timeliness  

Each Committee should: 

(a) introduce key performance indicators on timeliness (e.g. % of opinions adopted 
within institutional and political deadlines); 

(b) integrate automated deadline tracking and alerts into their workflow tools; 

(c) analyse whether organisational adjustments are needed to promote faster 
opinion adoption. 

Target implementation date: December 2027 
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13 The Committees have updated their communication strategies, which cover the use of 
several tools (social media, websites, press releases), broad stakeholder networks and a 
range of targeted outreach activities. They have also strengthened their interinstitutional 
cooperation with the European Parliament and the Commission and created networks to 
strengthen stakeholder engagement. See paragraphs 54-59. 

14  Despite both Committees recognising the measurement of impact as a strategic priority, 
they have not yet implemented this in practice. Both Committees measure outputs 
(number of opinions, media mentions, etc.) but not outcomes or the impact of their 
opinions on legislation. While the CoR introduced annual impact reporting in 2015, it 
remains descriptive and output-based. The EESC monitors the impact of the opinions at 
thematic section and group level, but it lacks a standardised Committee-wide reporting 
system. While both Committees have revised the format of their opinions to facilitate 
assessment of impact, neither Committee consistently tracks how their recommendations 
are reflected in EU legislation. See paragraphs 60-66. 

 Recommendation 3 

Institutionalise performance measurement 

The Committees should: 

(a) develop and consistently apply procedures for qualitative and outcome-based 
indicators (e.g. number of opinions reflected in legislation, institutional uptake) 
enabling impact to be better assessed; 

(b) report annually on performance with both quantitative and qualitative 
indicators. 

Target implementation date: December 2027 
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02 
Quality management processes guide the 
preparation of opinions, but there are gaps in the 
procedures for selecting experts 

15 The OECD considers that to prepare high-quality opinions, policy advisory bodies need to 
have clear roles and responsibilities4. Advisory bodies should align work programmes 
with legislative cycles and institutional priorities. The OECD also recognises the 
importance of transparent drafting, and involvement of experts for quality assurance5. 

16 To manage the production of different types of opinions, we would expect the Committees 
to have established: 

— clear rules, working methods, procedures, decision-making responsibilities and 
documented workflows, covering the entire process from planning to final adoption, 
which also reflects both the short-term (annual) and the long-term EU legislative 
outlook; 

— appropriate urgency and contingency measures to ensure timely responses to new or 
unforeseen tasks; 

— drafting guidelines, minimum standards and reviewing processes to check accuracy 
and coherence (including type, length, format) of opinions to enhance quality; 

 
4 Ibid., pp. 72 and 84. 

5 Ibid., pp. 12, 45 and 79. 

A closer look 
at our observations 
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— processes to take into account the views of the various stakeholders represented on 
the Committees; 

— transparent criteria and processes for selecting experts. 

Procedures cover the entire opinion production cycle 
17 Both Committees have established workflows covering the entire process of issuing 

opinions. The processes are described in rules of procedure (RoPs), which are regularly 
updated6, and detailed in implementing provisions. Figure 1 illustrates the different steps 
involved and the rules associated with each step. Interaction with the European 
Parliament7 and the Commission8 is set down in cooperation agreements. In recent years 
(2022 and 2024), these were also updated. 

 
6 EESC 2022 RoP, CoR 2024 RoP. 

7 EESC 2024 Cooperation Agreement with the European Parliament and CoR 2024 Cooperation 
Agreement with the European Parliament. 

8 EESC 2022 Protocol with the European Commission and CoR 2024 Protocol with the European 
Commission. 

https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:32022Q0531(01)
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:32024Q02142
https://www.eesc.europa.eu/sites/default/files/2024-05/Cooperation%20Agreement%20between%20the%20European%20Parliament%20and%20the%20European%20Economic%20and%20Social%20Commitee_14.05.2024_Adonis.pdf
https://cor.europa.eu/en/news/european-committee-regions-and-european-parliament-strengthen-cooperation-european-union-delivers
https://cor.europa.eu/en/news/european-committee-regions-and-european-parliament-strengthen-cooperation-european-union-delivers
https://www.eesc.europa.eu/sites/default/files/files/protocole_cese_-_ce_2022.pdf
https://eur-lex.europa.eu/eli/C/2024/2478/oj/eng
https://eur-lex.europa.eu/eli/C/2024/2478/oj/eng
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Figure 1 | Opinion production cycle 

 
Source: EESC and CoR RoPs. 

18 The CoR’s own multiannual political priorities are aligned with the EU institutional 
priorities and legislative cycle. The EESC’s long-term planning is based on a range of 
thematic annual instruments developed at thematic section level. The absence of longer-
term priority-setting for the EESC as a whole limits more strategic, cross-sectional planning 
of its work. We consider this to be particularly important for own-initiative opinions, 
whose relevance depends on being aligned with forward-looking institutional priorities. 
However, in 2024-2025 the EESC launched a process to move towards a more integrated 
strategic planning approach. 

19 The RoP of each Committee set out a specific workflow rules for each type of opinions: 
referrals, exploratory opinions, own-initiative opinions and resolutions (Figure 2). The RoP 
specify the starting point for each opinion, the required drafting and approval procedures, 
and how the output should be delivered to the EU institutions. 

1. Multiannual and annual 
planning

Definition of work 
programmes

7. Promotion and follow-up
of the adopted opinion

2. Designation of section 
(EESC)/commission (CoR)

Responsible for each opinion

3. Appointment of 
rapporteur

Responsible for drafting each 
opinion

4. Selection of 
experts/advisors

To assist in drafting the 
opinion

5. Opinion drafting
Drafting of opinions at 

section (EESC) and 
commission (CoR) level   

6. Voting and adoption
Voting of the opinions first at 
section/commission level and 
then final adoption at plenary
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Figure 2 | Procedures for different types of opinions 

 
Source: ECA, based on EESC and CoR RoPs. 

20 The processes for drafting and adopting referrals and own-initiative opinions, and the 
workflows of each step are presented in Annex II (EESC) and Annex III (CoR). For our 
sample of 60 opinions, we found that both Committees adhered to their RoP. 

Referrals (Rules 51, 62, 70): requested by Parliament, Council, or Commission 
(Article 304 TFEU). Bureau allocates to sections; rapporteurs and study groups 

appointed. Drafted in study groups → adopted by section → plenary. Treated as 
Category A opinions in EESC categorisation. 

EESC output categories and RoP

Exploratory opinions (Rule 47): also 
requested by Council (including the rotating 
Council Presidencies), the Parliament, or 
Commission ahead of legislative proposals. For 
early input into policy design. Treated as 
Category B or B+ opinions.

Own-initiative opinions (Rule 52): initiated 
by the EESC (sections, groups, Bureau, plenary). 

Approval needed from the Bureau before 
drafting begins. Often used for raising issues 

important to employers, workers, or civil 
society. Treated as Category C opinions.

Other opinions, resolutions and reports 
(Rules 50, 52, 64): political statements on 
urgent issues (human rights, EU priorities). 
Adopted in plenary without full opinion 
procedure. Used for fast political messaging.

Information reports (Rules 25, 31, 47, 49): 
non-binding analysis requested by Bureau or 
sections. Support debates or prepare ground 

for future opinions.

Referrals (Rules 41-44): requested by Parliament, 
Council, or Commission (Article 307 TFEU). Mandatory or 
optional. “Outlook referrals” cover policies affecting local 
and regional authorities, e.g. public health or transport. 
Encoded in Agora, assigned to commissions, rapporteur 

appointed via points system. After adoption by a CoR
commission → plenary.

CoR output categories and RoP

Outlook opinions (Rule 41(d)): requested by Council 
or Commission before they draft legislation. Handled 

like referrals, but more flexible scope and timelines. 
Often linked to Council presidency priorities or 

Commission work programme.

Two types of own-initiative opinions 

Rule 41(b)(i): own-initiative opinions on the 
basis of a document or under request by the 
Council Presidency (facultative opinions).

Rule 41(b)(ii): own-initiative opinions without 
any EC document or a specific request from 
other institutions (own political initiative 
opinions). Preparation of the latter requires 
Bureau authorisation.

Resolutions (Rule 46): political declarations, 
often on urgent issues. Drafted by political 
groups or Bureau. Simplified adoption (no 
rapporteur needed).

Other instruments (Rule 45): contributions to 
interinstitutional dialogue (e.g. annual reports).
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Specific rules are in place to enable timely responses in urgent 
situations 

21 Both Committees have developed rapid decision-making processes and business continuity 
arrangements in the event of crises and operational disruptions. Where necessary, the 
EESC RoP allow the use of “urgency procedures” to meet tight deadlines. Instead of using a 
study group and a section, the EESC can appoint a rapporteur-general to draft an opinion 
and present it directly to plenary for adoption. While this accelerates the process by 
bypassing multiple drafting and review cycles, it also limits the scope of what the EESC 
terms “dynamic compromise”, its method for seeking consensus among its three 
constituent groups (paragraph 05 of Annex I). In addition, the EESC can shorten the 
deadlines for translations. 

22 Similarly, at the CoR, a rapporteur-general can be appointed to submit an urgent draft 
opinion straight to the plenary for adoption. The CoR can also put forward urgent 
resolutions rather than a formal opinion and, since 2024, their RoP allow for urgent 
opinions9. This mechanism helps the CoR to respond rapidly to urgent requests from the 
Parliament, Council or Commission. However, under the EU treaties, resolutions have no 
legal standing at the Council. 

23 According to its annual reports, the EESC produced 1 015 opinions in 2019-2024, of which 
86 opinions were under fast-track approval processes10. In 2019-2024, the CoR’s annual 
reports indicate that it adopted 357 opinions in total, including 40 resolutions and 
15 other11 fast-track opinions. 

The Committees follow established drafting guidelines and 
review processes when delivering opinions 

24 Both Committees have established rules and guidelines for drafting their opinions, 
including requirements for format, length, and clarity. The shared in-house translation 
directorate provides drafting support tools, templates and guidance aiming to deliver 
opinions that use clear and concise language, and consistent terminology. 

25 At the EESC, when a rapporteur is appointed for a new opinion, the section secretariat 
produces an information package with the relevant information for the rapporteur, expert, 

 
9 CoR 2024 RoP, Rules 44 and 46. 

10 EESC 2022 RoP, Rules 70, 79 and 89-91. 

11 CoR 2024 RoP, Rule 43. 

https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:32024Q02142
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:32022Q0531(01)
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:32024Q02142
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section president and study group members12. This contains background documents and 
reference material, previous EESC opinions on the specific topics in question and practical 
guidance. In our sample, we found that an information package had been prepared for all 
of our 30 sampled cases, except for two cases where their technical nature meant that 
information packages were not needed.  

26 Similarly, at the CoR, when a rapporteur is appointed for a new opinion, they receive a 
policy analysis from the policy officer at the secretariat of the CoR commission responsible 
for the opinion. This contains a description of the topic, previous European Commission 
initiatives in the area, recent developments, standards and templates, and information on 
previous related CoR opinions. In our sample of 30 opinions, we found that this analysis 
had been prepared for 23 cases. The CoR informed us that the seven other cases (urgent 
resolutions or opinions with a rapporteur-general) were prepared using a fast-track 
process13, which does not include the preparation of detailed policy analysis due to time 
constraints. 

27 At the EESC, workflow arrangements, the “dynamic compromise” working method, and 
the opinion adoption procedure provide a check on content. Each draft is submitted 
several times to internal and multilevel scrutiny and debate (at working group, section and, 
lastly, plenary level) before final adoption with a view to delivering opinions that reflect the 
interests and perspectives of organised civil society as a whole. EESC staff support 
rapporteurs by checking the clarity and consistency of texts throughout the opinion 
preparation process. 

28 Drafting of opinions at the CoR reflects the diverse interests and priorities of local and 
regional authorities across the EU. The final content of each opinion is shaped by 
deliberation and voting on amendments tabled by CoR members in the thematic and 
plenary sessions (paragraph 08 of Annex I). Additional drafting support is provided by the 
CoR commission secretariats and the member of staff in charge of the case in the political 
group’s secretariat. 

29 Drafts are also reviewed linguistically and for technical accuracy in each Committee by 
thematic secretariats and the translation units within the shared EESC-CoR Directorate for 
Translation. Before opinions reach plenary, both Committees’ administrative services check 
for compliance with standards and clarity. 

 
12 EESC (2020), Consolidated Guide to preparing Opinions, section 6, point 6.8. 

13 CoR 2024 RoP, Rule 44. 

https://www.eesc.europa.eu/sites/default/files/files/drawing-up-opinions-en.pdf
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:32024Q02142
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Opinions involve systematic consultation with diverse range 
of stakeholders 

30 Both Committees have developed processes to enable rapporteurs to take stakeholders’ 
views into account and thus improve the quality of opinions. They also have different ways 
of engaging with their key stakeholders, depending on type of opinion, topic and available 
timeframe. At the EESC, section secretariats support rapporteurs in ensuring that 
consultations with stakeholders remain representative of employers, workers and civil 
society. 

31 The extent of the consultations depends on the nature of an opinion and is the 
rapporteur’s prerogative, providing a certain degree of flexibility. Time also sometimes 
limits the consultation process. As a result, while some opinions in our sample included 
broad and diverse stakeholder views (including a territorial impact assessment, a study of 
regional aspects or public hearings), others were drafted primarily following consultations 
limited to a local/regional context or to Brussels-based stakeholders in the case of the CoR. 
These consultations are recorded in the Committees’ workflow tool, but this is not always 
done in a systematic manner. 

32 As the EESC’s mandate is to represent employers, workers, and organised civil society, 
drafting takes place in study groups composed of an equal number of members from all 
three groups. This facilitates the integration of each group’s views in the opinions. To 
collect broader views, the EESC organises consultations with external civil society 
organisations, NGOs or academics. In 2004, the EESC created a structure for dialogue with 
civil society organisations (the Liaison Group with European civil society organisations and 
networks) and a network of EU national economic and social councils. The EESC also 
consults young people from organised civil society (Youth Test) and involves 
representatives from candidate countries (Enlargement Candidate Members’ Initiative). 

33 The CoR’s mandate is to represent the interests of local and regional authorities. 
Rapporteurs can organise stakeholder consultations when preparing opinions. These are 
usually hosted on the CoR’s premises and may involve regional associations, academic 
experts or civil society representatives. The CoR also engages stakeholders indirectly 
through cooperation with EU-level associations of regions and cities (e.g. Eurocities, 
Council of European Municipalities and Regions, Assembly of European Regions). The CoR 
uses several mechanisms and networks when drafting its opinions including a network of 
regional hubs and the Better Regulation and Active Subsidiarity Toolbox, the Territorial 
Impact Assessment strategy, and the Subsidiarity Expert Group. 

https://www.eesc.europa.eu/en/sections-other-bodies/other/liaison-group-european-civil-society-organisations-and-networks
https://www.eesc.europa.eu/en/sections-other-bodies/other/liaison-group-european-civil-society-organisations-and-networks
https://www.eesc.europa.eu/en/sections-other-bodies/other/relations-national-economic-and-social-councils-european-union
https://www.eesc.europa.eu/en/initiatives/eesc-youth-test
https://www.eesc.europa.eu/en/initiatives/enlargement-candidate-members-initiative
https://eurocities.eu/
https://ccre-cemr.org/
https://aer.eu/
https://cor.europa.eu/en/our-work/cooperations-and-networks/network-regional-hubs
https://cor.europa.eu/en/our-work/cooperations-and-networks/network-regional-hubs
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There are gaps in the Committees’ procedures for selecting of 
experts 

34 The primary input for opinions comes from Committee members, notably the rapporteurs, 
and from study groups in the case of the EESC. The members of both Committees can use 
experts (“advisors” in EESC terminology,) to support the production of an opinion. In 2019-
2024, the majority of opinions, 84 %, used experts; sometimes multiple experts advised on 
a single opinion. The experts’ role is to provide specialised knowledge and insights to 
complement the rapporteur’s own perspectives and to assist in opinion drafting. They may 
also be asked to support the rapporteur when an opinion is discussed at the plenary, as 
well as in meetings with representatives from the EU institutions, stakeholders and other 
relevant parties. The experts are not paid for their work, but are entitled to 
reimbursement of travel costs, and to flat-rate travel and meeting allowances. 

35 In the audited period (2019-2024), the Committees used experts for most of their output, 
(Figure 3). In our sample of 30 EESC opinions, experts were involved in 28. In 11 cases, 
more than one expert was appointed for an opinion (e.g. one expert for the rapporteur 
and another one for a group). For the CoR sample of 30 opinions, experts were involved in 
23 cases. For the remaining seven cases, for which urgent procedures were applied 
(paragraph 26), there was insufficient time to involve experts. 

Figure 3 | Involvement of experts at the Committees 

 
Source: ECA, based on EESC and CoR data. 

36 At the CoR, there is no established procedure for selecting experts and the choice is left to 
the rapporteur’s discretion. This raises potential concerns about transparency and the 
quality of the selected experts and could create a reputational risk as it is harder to 
demonstrate that experts are chosen objectively and without conflicts of interest. The CoR 
also does not have an expert register which means that experience gained in one opinion 
may not be retained or reused. 

73 % 65 %
87 % 93 % 88 % 87 % 87 % 77 % 84 % 83 % 85 % 93 %
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37 The EESC has in place a register of previous advisors’ involvement, and all potential 
advisors must submit a CV demonstrating relevant expertise related to the subject of the 
opinion. The rapporteur may propose a candidate to the President of the Section, who is 
responsible for reviewing the CV and formally appointing the advisor. Nevertheless, there 
are no transparent criteria across the Committee for selecting experts. 

Opinions do not always reach EU lawmakers on 
time and delays are not systematically monitored 

38 Timing is crucial when it comes to the influence an opinion may have on policymaking. 
According to the OECD, “advice published right before political debates in parliament can 
influence these discussions, whereas the impact of advice that comes just one day after 
the debate is significantly lower”14. In the EU context, the treaties provide that the 
Committees are formally involved in the EU legislative process. Therefore, in order for the 
Committees’ opinions to have an impact, key institutional political target dates must be 
met, such as deadlines in the European Parliament for tabling amendments, votes in 
Parliament committees and, at the latest, Parliament plenary session votes. 

39 We would expect the Committees: 

— to deliver their opinions on time, i.e. within institutional deadlines and also at a time 
when they can influence the legislators; and  

— to have established mechanisms to monitor systematically the timeliness of their 
opinions, as well as to assess the main drivers for the delays and propose corrective 
measures. 

Delivering opinions within the institutional deadlines is a 
challenge 

40 Since 2009, the European Parliament has, except for some urgent cases, consistently set a 
three-month deadline to receive responses from the Committees15. This practice is 
acknowledged in the May 2024 cooperation agreement between the European Parliament 
and the EESC. For the CoR, there was no legal provision requiring a systematic three-month 
deadline but in practice this is used for the majority (77 %) of Parliament referrals to the 

 
14 OECD (2017), Policy Advisory Systems, p. 58. 

15 Article 304 TFEU. 

https://www.oecd.org/content/dam/oecd/en/publications/reports/2017/11/policy-advisory-systems_g1g8362d/9789264283664-en.pdf
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=oj:JOC_2016_202_R_TOC
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CoR. The Council either sets an exact deadline or, in most cases, asks for the opinion as 
soon as possible. Flexibility is possible: the Parliament may shorten deadlines in urgent 
cases, and the Committees may use accelerated procedures to ensure timely delivery, see 
paragraph 23. 

41 We analysed the data tables we received from the Committees for 2019-2024 to assess the 
overall compliance of opinions on mandatory referrals with institutional deadlines. The 
number of opinions correlates with the EU’s legislative agenda. Therefore, at the beginning 
and end of a Parliament’s term, the Committees are asked to produce fewer opinions. Of 
the total 336 mandatory referrals to the EESC for that period, 239 opinions (71 %) were 
delivered before the institutional deadlines. Of the 43 mandatory referrals to the CoR for 
the same period, 14 opinions (33 %) were delivered before the institutional deadlines 
(Figure 4). 

Figure 4 | Compliance of mandatory referrals with institutional deadlines 

 
Source: ECA, based on EESC and CoR data. 
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amendments, votes in those committees and, at the latest, Parliament plenary session 
votes – to maximise the likelihood that their input is taken into account. Meeting these 
institutional “landing zones” increases the chance that Committee opinions are relevant 
and influence the legislative process, particularly if they are delivered before the first 
exchange of views in the relevant Parliament committee. 

43 We compared the dates when opinions on the 14 mandatory referrals to the EESC in our 
sample were adopted in the EESC plenary within key Parliament legislative milestones. Six 
out of twelve referrals missed the optimal deadlines (i.e. the “landing zones”, as shown in 
Figure 5), although, for two referrals, legislation was withdrawn or has not yet been 
adopted. For the CoR, opinions on three of the four mandatory referrals in our sample 
missed the optimal deadlines, but were still delivered in time for the voting on 
amendments in the relevant European Parliament committee. If the Parliament receives 
an opinion after the optimal landing zone, there is less chance for it to be considered, 
limiting its influence on EU decision-making. 

Figure 5 | Timing of mandatory referrals and the European Parliament’s 
legislative milestones 

 
Source: ECA, based on EESC and CoR sample. 

44 We also analysed the data received from the Committees for 2019-2024 to assess the 
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total 336 EESC mandatory referrals during this period, 55 followed special parliamentary 
procedures or had not yet reached the relevant parliamentary vote and were therefore 
excluded from the compliance calculation. Among the remaining 281 referrals, most (237, 
or 84 %), were delivered ahead of the vote in the Parliament committee (“optimal” and 
“acceptable” landing zones) and 44 (16 %) were delivered after Parliament committee 
voting (“delayed” and “late” landing zones). For the CoR, of the 43 mandatory referrals for 
2019-2024, 32 (74 %) were delivered before the vote in the Parliament committee while 11 
(26 %) were delivered after Parliament committee voting (Figure 6). 

Figure 6 | Compliance of mandatory referrals with political deadlines 

 
Source: ECA, based on data received from the EESC and the CoR. 

45 We found that, for the EESC, the time needed to adopt referral opinions has increased over 
the audit period. The average duration from assignment to plenary adoption rose from 
97 days in 2019 to 120 days in 2024 (Figure 7). Building consensus among study groups 
takes time and the EESC’s RoP do not limit the number of study group and section 
meetings. We noted time gaps between stages of opinion drafting 14 mandatory referrals 
in our sample of 30 EESC opinions: in three cases, the first study group meeting took place 
more than three months after assignment, and in one of these cases, after six months. We 
also found two cases where section adoption and plenary adoption were more than two 
months apart. For more details, see Annex IV. 
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Figure 7 | EESC referrals (days from assignment to section and to plenary 
adoption) 

 
Source: ECA, based on data received from the EESC. 

46 Regarding the CoR, the adoption times have decreased slightly from 248 days in 2019 to 
207 days in 2024. The CoR’s RoP16 state that an opinion must be prepared after a 
maximum of two CoR commission meetings. We checked the 30 cases in our CoR sample 
and found that this rule was adhered to in all 24 opinions. The rule did not apply to the six 
resolutions in the sample as resolutions are directly adopted at the plenary17. For the CoR, 
delays are primarily driven by factors linked to its political calendar and formal adoption 
structure. The CoR plenary meets only five to six times per year, meaning that if an opinion 
misses the deadline for a given plenary, final adoption may be postponed by several weeks 
or months. 

47 The time between CoR commission meetings and plenaries accounts for about one third 
(31 %) of the total time spent on referrals (Figure 8). Among the four mandatory referrals 
in our sample of 30 cases, we identified a case where 48 days had elapsed between CoR 
commission adoption and plenary adoption, representing 35 % of the total time from 
assignment to final adoption (136 days). We also noted that timeliness risks can arise early 
in the workflow. One referral was first discussed at a thematic commission 64 days after 
assignment. For more details, see Annex V. 

 
16 CoR 2024 RoP, Rule 54(1). 

17 Ibid., Rule 46. 
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Figure 8 | CoR referrals (days from assignment to commission and to 
plenary adoption) 

 
Source: ECA, based on data received from the CoR. 
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activities. However, we observed that these features are not used systematically. Its main 
strength is that it centralises information (e.g. on referrals, drafting status, CoR commission 
workloads). While it improves high-level oversight, it requires significant manual input and 
does not provide integrated information linking institutional and political deadlines with 
internal milestones on drafting, translation and final adoption. The IT environment is 
fragmented, with multiple systems operating in parallel. The CoR also lacks historical data 
on timeliness. 

51 The EU Financial Regulation requires the use of performance indicators to monitor 
progress in achieving objectives, and for this to be reported in annual activity reports18. 
Both Committees use several indicators to measure their performance. The EESC uses 
40 key activity and performance indicators19. The CoR uses a total of 87 key performance 
indicators20. However, neither Committee has a specific indicator to monitor the timely 
delivery of their opinions, e.g. % of opinions delivered before the required deadlines. 

The Committees report on outreach, but with 
limited information about the impact of opinions 

52 Policy advisory bodies should present their advice in easily understandable formats and 
distribute the advice to a wide audience via different media channels21, to increase the 
accessibility of such advice. According to the OECD, “good advice contributes to improving 
policy outcomes in a broader context [...],” and “it is important to evaluate results and 
measure the effectiveness of the process for delivering advice”22. Furthermore, the 
Commission’s Better Regulation Toolbox23 encourages the tracking of outputs, results and 
impacts that show whether a policy “achieves its objectives”. 

53 We would expect the Committees to: 

— have a strategy and communication tools to increase the visibility of their opinions; 

— measure the outreach and the impact of opinions on the EU legislative process. 

 
18 Financial Regulation, Articles 33(2)(b) and 74(9). 

19 EESC annual activity report 2024. 

20 CoR annual activity report 2024. 

21 OECD (2017), Policy advisory systems, pp. 58-60. 

22 Ibid., pp. 26 and 79. 

23 Better Regulation Toolbox 2023, Tool #43. 

https://eur-lex.europa.eu/eli/reg/2024/2509/oj/eng
https://eur-lex.europa.eu/eli/reg/2024/2509/oj/eng
https://www.eesc.europa.eu/sites/default/files/2025-07/eesc_aar-2024_7.7.2025-sealed-ts.pdf?
https://euagenda.eu/publications/annual-activity-report-for-2024-european-committee-of-the-regions
https://www.oecd.org/content/dam/oecd/en/publications/reports/2017/11/policy-advisory-systems_g1g8362d/9789264283664-en.pdf
https://commission.europa.eu/law/law-making-process/better-regulation/better-regulation-guidelines-and-toolbox/better-regulation-toolbox_en
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Both Committees have a broad range of communication and 
outreach tools but they are not used systematically 

54 Both Committees have developed various communication tools and outreach channels, 
including websites, social media, newsletters, and online events, all of which strengthen 
the Committees’ digital outreach. The Committees’ social media presence doubled 
between 2019 and 2024, reaching 222 000 followers for EESC and 220 000 for CoR on 
social media platforms. 

55 However, the use of the various communication and outreach tools is not systematic. The 
CoR’s workflow tool (see paragraph 50) shows a wide variation in the amount of 
communication activity for our sample of 30 opinions. While 20 opinions were supported 
by multiple activities (press releases, social media, press points, media invitations), five 
relied solely on social media, and five had no recorded communication activity (three of 
these were resolutions, which were prepared without a rapporteur and had few follow-up 
activities). Despite a clear communication framework and reporting tools, systematic 
documentation of outreach activities is still limited in practice. 

56 For the EESC, a similar assessment was not possible, as their workflow system is not 
designed to capture or track communication and follow-up activities related to opinions 
(see paragraph 49). The EESC has undertaken changes in its communication framework 
through its communication strategy for 2022-2027. In response to the shortcomings of the 
previous strategy – fragmented efforts, weak visibility, and lack of impact tracking – the 
current strategy introduced priority projects such as a website revamp, setting up an 
audiovisual studio, a social media strategy, improved follow-up on opinions, and 
performance metrics. 

57 Both Committees have strengthened their interinstitutional cooperation with the 
European Parliament and the Commission, moving from informal exchanges to structured 
frameworks designed to enhance their input into the EU policy cycle. For more 
information, see Box 1. 

https://www.eesc.europa.eu/en/documents/eesc-communication-strategy-2022-2027
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Box 1 

Interinstitutional cooperation with the European Parliament and the 
European Commission 

The EESC’s 2024 Cooperation Agreement with the European Parliament clarifies 
procedures for Parliament committees to request exploratory opinions, establishes 
joint selection of legislation for ex post evaluation, and formalises regular high-level 
meetings between parliamentary and EESC leadership. The 2022 Protocol with the 
European Commission introduced an annual joint identification of five subjects for 
exploratory opinions linked to the Commission’s work programme, and enabled the 
EESC to contribute to Commission evaluations and impact assessments. 

The CoR’s 2024 Cooperation Agreement with the European Parliament provides for 
joint identification of outlook opinions, CoR participation in Parliament committee and 
intergroup meetings, and collaboration on better regulation through joint 
assessments of EU legislation and spending programmes. The 2024 Cooperation 
agreement with the European Commission reinforces political dialogue through the 
participation of the Commission President and Commissioners in CoR plenaries, 
establishes direct channels for regional input into policymaking, and requires 
Commission services to provide targeted feedback on CoR amendment contributions 
and recommendations. 

Neither Committee has such formal cooperation agreements with the Council. 

Source: ECA, based on EESC and CoR documents. 

58 Both the EESC and the CoR have developed networks to strengthen stakeholder 
engagement and targeted outreach (Figure 9). The EESC cooperates with the Civil Society 
Liaison Group and national economic and social councils, and organises partnership events 
with civil society organisations to promote dialogue and visibility. In drafting its opinions, it 
has also developed a structured dialogue to consult youth organisations (Youth Test) and 
organised civil society from candidate countries. The CoR engages local and regional 
representatives through networks such as Regional Hubs, the Cohesion Alliance, Young 
Elected Politicians and EU Councillors, as well as initiatives like the European Week of 
Regions and Cities. 

https://www.eesc.europa.eu/sites/default/files/2024-05/Cooperation%20Agreement%20between%20the%20European%20Parliament%20and%20the%20European%20Economic%20and%20Social%20Commitee_14.05.2024_Adonis.pdf
https://www.eesc.europa.eu/sites/default/files/files/protocole_cese_-_ce_2022.pdf
https://www.eesc.europa.eu/sites/default/files/files/protocole_cese_-_ce_2022.pdf
https://cor.europa.eu/en/news/european-committee-regions-and-european-parliament-strengthen-cooperation-european-union-delivers
https://eur-lex.europa.eu/eli/C/2024/2478/oj/eng
https://eur-lex.europa.eu/eli/C/2024/2478/oj/eng
https://www.eesc.europa.eu/en/sections-other-bodies/other/liaison-group-european-civil-society-organisations-and-networks
https://www.eesc.europa.eu/en/sections-other-bodies/other/liaison-group-european-civil-society-organisations-and-networks
https://www.eesc.europa.eu/en/initiatives/eesc-youth-test
https://cor.europa.eu/en/our-work/cooperations-and-networks/network-regional-hubs
https://cor.europa.eu/en/our-work/cooperations-and-networks/cohesion-alliance
https://cor.europa.eu/en/our-work/cooperations-and-networks/young-elected-politicians-programme
https://cor.europa.eu/en/our-work/cooperations-and-networks/young-elected-politicians-programme
https://eu-local-councillors.europa.eu/index_en
https://regions-and-cities.europa.eu/discover-programme-and-register-euregionsweek-2025?gad_source=1&gad_campaignid=22977701925&gbraid=0AAAAAom2usjscKc4PbAbizBAd3pU9K5Sg&gclid=EAIaIQobChMI5ouZ_b7TkAMVdIODBx3pwT1vEAAYASAAEgKRJvD_BwE
https://regions-and-cities.europa.eu/discover-programme-and-register-euregionsweek-2025?gad_source=1&gad_campaignid=22977701925&gbraid=0AAAAAom2usjscKc4PbAbizBAd3pU9K5Sg&gclid=EAIaIQobChMI5ouZ_b7TkAMVdIODBx3pwT1vEAAYASAAEgKRJvD_BwE
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Figure 9 | EESC and CoR networks and targeted outreach activities 

 
Source: ECA. 
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their audiences. At both Committees, communication priorities are established by the 
Bureau in line with the political priorities. At the CoR, the use of these networks and 
dissemination activities for the opinions is at the discretion of the rapporteur (see also 
paragraph 30). 

The Committees do not systematically measure how their 
opinions are reflected in final legislation 

60 According to the OECD, policy advice needs to be relevant and should have an impact on 
the policymaking process. We noted that both Committees had updated the format of 
their opinions to make them clearer, shorter, and easier for policymakers to use. 

61 Both Committees monitor their activity mainly through quantitative indicators, such as the 
number of opinions adopted, media mentions and social media coverage but lack 
systematic assessment of how their opinions impact the final legislation. The EESC’s 
reporting is fragmented and focuses on output, with informal follow-up and no annual 
impact report. The CoR produces annual impact reports, but these still measure activity 
rather than influence. Despite recent reforms to opinion formats and pilot initiatives to 
improve usability and traceability of the Committees’ work, neither Committee 
systematically tracks whether their recommendations are reflected in EU legislation. 

62 The EESC’s 2024 key activity and performance indicators describe the main political 
achievements for core themes but lack qualitative or more systematic outcome-based 
measures. Secretariats for the three groups and the sections collect feedback from 
institutional stakeholders, but not in a structured or centralised manner. The EESC’s 
workflow tool is not designed to store such data either. The Commission provides a 
quarterly follow-up document summarising how it has responded to or acted upon EESC 
opinions. The EESC has published a one-off “success stories” report on the impacts of just 
11 opinions. However, it has not yet established a systematic performance framework or 
an annual impact report, although its communication strategy for 2022-2027 calls for one. 

63 The CoR, by contrast, introduced a requirement in its 2014 RoP24 for an annual impact 
report based on input from EU institutions and from its own key performance indicators. 
While the CoR aims to include qualitative analysis in its annual impact reports, these 
reports focus mainly on outputs rather than systematically analysing policy outcomes. 
Monitoring of work on each legislative initiative is done within directorates, yet no central 
tracking determines whether CoR recommendations appear in Parliament reports, Council 

 
24 Rule 59 (but in CoR 2024 RoP, Rule 61). 

https://www.eesc.europa.eu/en/news-media/eesc-info/eesc-info-january-2025/articles/125899
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:32024Q02142
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conclusions, or final legislation. The workflow tool, while designed to record dissemination 
activities, is not systematically used for impact tracking and often lacks complete data. 

64 Both Committees have updated the format of their opinions to improve clarity and 
usability. The EESC launched a 2024 pilot allowing rapporteurs to propose specific 
amendments to legislative proposals, using a format identical to that used by the European 
Parliament, thereby facilitating their uptake. The CoR has been using templates for its 
opinions, and since 2015, they include a legislative-style amendments section for opinions 
in response to mandatory referrals. The CoR revised its opinion templates in 2024 to 
include shorter texts and clearer recommendations. These changes aim to facilitate the 
integration of Committee input into EU legislation and enable easier tracking of uptake. 

65 For ten opinions by each Committee on mandatory referrals in our sample, we used AI 
tools to assist us in comparing Commission proposals, suggested amendments from the 
Committees’ opinions and the final legislative texts. We identified potential correlations 
between elements in the Committees’ opinions and the adopted legislation for nine EESC 
opinions and for eight CoR opinions. While this analysis alone cannot establish a causal link 
between Committee opinions and changes made in legislation, it illustrates that, in 
combination with a close monitoring of the legislative process and feedback from 
stakeholders, an assessment of impact is possible. Box 2 gives examples of referrals with 
potential correlation to final adopted text, with further details on own-initiative opinions in 
Annex VI. 

Box 2 

Referrals potentially contributing to legislative changes 

EESC – Revision of the EU geographical indications systems 

The EESC adopted its opinion on the revision of the EU geographical indication 
systems in agricultural products and foodstuffs, wines and spirit drinks on 
13 July 2022. The original Commission legislative proposal on these geographical 
indications and quality schemes for agricultural products amended three existing 
regulations (1308/2013, 2017/1001 and 2019/787) and repeals one (1151/2012). 

Due to the complexity of the proposed legislation, the process took longer and the 
negotiations between the European Parliament, Council and Commission did not start 
until June 2023. Parliament and Council reached an agreement during the fourth 
round of negotiations on 24 October that year. Parliament adopted the text on 
28 February 2024 and the Council adopted it on 6 March. The final act was signed on 
11 April 2024. 

https://eur-lex.europa.eu/eli/reg/2013/1308/oj/eng
https://eur-lex.europa.eu/eli/reg/2017/1001/oj/eng
https://eur-lex.europa.eu/eli/reg/2019/787/oj/eng
https://eur-lex.europa.eu/eli/reg/2012/1151/oj/eng
https://oeil.europarl.europa.eu/oeil/en/procedure-file?reference=2022/0089(COD)
https://oeil.europarl.europa.eu/oeil/en/procedure-file?reference=2022/0089(COD)
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Notably in paragraphs 1.9 and 4.19 of its opinion, the EESC opposed the definition of 
“evocation” introduced in Article 27(2) of the proposal. Following this opinion, the 
proposed definition was not kept in the final text of the Regulation. 

The opinion also opposed, in paragraph 4(5), the delegation of tasks to the European 
Union Intellectual Property Office under Articles 17(5), 19(10), 23(7), 25(10), 26(6) and 
46 of the proposal. Again, following the opinion, only the delegation initially provided 
for in Article 34(3) of the proposal was kept (now in Article 35(2) of the Regulation), 
while the other delegations of tasks were removed. 

CoR – EU Cyber Solidarity Act and Digital resilience 

The CoR adopted its opinion on the EU Cyber Solidarity Act on 30 November 2023. 

The European Parliament, in its plenary session on 24 April 2024, adopted a legislative 
resolution on the proposal for a regulation laying down measures to strengthen 
solidarity and capacities in the Union to detect, prepare for and respond to 
cybersecurity threats and incidents. It adopted its position at first reading and 
forwarded it the Council. 

The Parliament took into account the CoR opinion and made reference to local 
authorities being particularly vulnerable, including due to their limited resources. 
Recital 1 acknowledges the increasing interconnectivity and possible vulnerabilities, 
including at local and regional levels25. 

However, other legislative amendments put forward by the CoR, such as making a 
clear reference to subnational authorities regardless of whether they are considered 
highly critical under national law were not taken on board. 

Source: ECA, based on EESC and CoR documents. 

66 The EESC’s communication strategy for 2022-2027 identifies performance assessment as a 
key objective, but monitoring still focuses on outputs rather than outcomes, and there is 
no structured framework for impact tracking. The CoR produces annual impact reports, but 
its indicators also remain largely output-focused (e.g. number of meetings, media 
mentions). Despite being recognised as a strategic priority, both Committees have not yet 
implemented systematic impact measurement. 

 
25 Regulation (EU) 2025/38. 

https://dm-publicapi.cor.europa.eu/v1/documents/COR-2023-02191-00-01-AC-TRA-EN.docx/content
https://www.europarl.europa.eu/doceo/document/TA-9-2024-0355_EN.html
https://www.europarl.europa.eu/doceo/document/TA-9-2024-0355_EN.html
https://www.europarl.europa.eu/doceo/document/TA-9-2024-0355_EN.html
https://www.europarl.europa.eu/doceo/document/TA-9-2024-0355_EN.html
https://eur-lex.europa.eu/eli/reg/2025/38/oj/eng
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This report was adopted by Chamber V, headed by Mr Jan Gregor, Member of the Court of 
Auditors, in Luxembourg at its meeting of 25 February 2026. 

 For the Court of Auditors 

  

 Tony Murphy 
 President 
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Annex I – About the audit 

Origins and purpose of EU advisory bodies 
01 The European Union has established two advisory bodies designed to enhance 

representation of different stakeholders in EU decision-making, including regional 
authorities, civil society, and economic groups (employers, workers, and consumers), and 
foster dialogue between them. These bodies aim to: 

o strengthen participatory democracy (by consulting those concerned by a certain 
aspect of political regulation before the decision is taken); 

o uphold the principle of subsidiarity (whereby the EU takes action only when doing so 
is more effective than action taken nationally, regionally or locally); and  

o ensure that the views of people at local and regional level, and those in different 
sectors, are included in the EU’s decision-making process. 

02 These two bodies, the European Economic and Social Committee (EESC) and the 
Committee of the Regions (CoR), referred to as “the Committees”, must be consulted by 
the European Parliament, Council, and Commission during the procedure to make EU laws 
that come under the Committees’ areas of expertise. The Treaty on the Functioning of the 
European Union (TFEU) stipulates where such consultation is required, but also that the 
Committees can act on their own initiative (Articles 304 and 307 TFEU). The Committees’ 
role in the EU decision-making process is mainly to provide legislative and policy advice to 
the EU institutions by offering informed opinions and recommendations. In addition, they 
undertake communication activities to inform the public and stakeholders about their 
work in an accessible way, see Figure 1. 

Annexes 

https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=oj:JOC_2016_202_R_TOC
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=oj:JOC_2016_202_R_TOC
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=oj:JOC_2016_202_R_TOC
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Figure 1 | Roles of EU advisory bodies in EU decision-making 

 
Source: ECA, based on European Commission: Directorate-General for Communication and Borchardt, K.-D., 
The ABC of EU Law. 

European Economic and Social Committee 
03 The EESC was created in 1957 by the Treaty of Rome1 to provide a formal advisory role for 

various economic and social groups in the development of European policies and 
legislation. The EESC’s mission is to bridge the gap between EU institutions and organised 
civil society by promoting participatory democracy. 

04 The EESC is composed of representatives from three groups: employers (business 
interests), workers (trade unions), and various civil society organisations (such as those 
representing non-governmental organisations (NGOs), farmers, consumers, or members of 
certain professions). The aim is to build consensus between these groups so that EESC 
opinions reflect the economic and social interests of EU citizens. Members are nominated 
by national governments and appointed by the Council of the EU for renewable five-year 

 
1 Article 4, Articles 193-198. 
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https://op.europa.eu/webpub/com/abc-of-eu-law/en/#chap7
https://eur-lex.europa.eu/EN/legal-content/summary/treaty-of-rome-eec.html
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terms. In 2024, the EESC employed 712 staff, and operated with a €165 million budget, of 
which 72 % was allocated to personnel expenditure and 28 % to buildings and 
miscellaneous operating expenditure. The EESC’s roles, responsibilities and structure are 
set out in Figure 2. 

Figure 2 | Roles, responsibilities and structure of the EESC 

 
Source: ECA. 

05 The opinions are adopted by a simple majority vote and prepared by six thematic sections 
and the consultative commission on industrial change, plus several observatories and ad 
hoc groups. These bodies cover different EU policies, ranging from the economy to social 
affairs, from transport to the environment and from the internal market to external 
relations. The EESC Members sit on one or more of these bodies, depending on their areas 
of expertise. The three groups (employers, workers, and civil society organisations) use a 
consensus-seeking working method called “dynamic compromise”. This principle aims to 
seek the broadest possible consensus among the three groups, representing all key actors 
of civil society, in the adopted opinions. 

European Committee of the Regions 
06 The CoR was created in 1994, following the entry into force of the Treaty of Maastricht, to 

provide a formal advisory role for local and regional authorities in shaping and 

European Economic and Social Committee 
(EESC)

Founding and purpose

The EESC was established in 1957 under the Treaty of 
Rome.
Purpose: to act as an advisory body representing various 
economic and social interest groups including employers, 
workers, and civil society organisations, ensuring these 
stakeholders’ voices are heard in the EU legislative 
process.

Evolution over time

Since it was founded in 1957, the EESC’s scope has 
changed from focusing on industrial integration to 
encompassing broader socio-economic and civil society 
matters. The Treaty of Maastricht (1992) granted the EESC 
greater autonomy and formalised its role in participatory 
democracy.

Structure and functioning

Members: composed of up to 350 members representing employers, workers, and civil society organisations. Members 
are appointed by the Council of the European Union based on proposals from national governments.

Bureau: consists of a president, vice-presidents, and other members who coordinate the EESC’s work.

Sections: six sections, each covering a specific thematic area. These include employment, the single market, and external 
relations. Members are assigned to sections to prepare opinions and reports. 

Plenary: the EESC plenary meets nine times a year to adopt opinions, reports, and resolutions. This assembly includes all 
members and is the EESC’s highest decision-making body.

https://eur-lex.europa.eu/EN/legal-content/summary/treaty-of-maastricht-on-european-union.html
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implementing EU policies. With the principle of subsidiarity being a key part of EU treaties, 
the CoR’s mission is to provide input from subnational authorities to the EU’s policy and 
lawmaking process. 

07 The CoR represents local and regional authorities across the EU and consists of members 
appointed for five-year terms by national governments. The CoR is a political assembly, and 
its members must be elected politicians from regional or local authorities (e.g. presidents 
of regional authorities, mayors, members of regional or local assemblies). Initially, the CoR 
was consulted on only a few policy areas, but its role has expanded over time, particularly 
with the Treaty of Lisbon. The latter also gives the CoR the right to challenge EU legislation 
before the Court of Justice of the European Union if the principle of subsidiarity is infringed 
by a legislative act and to defend its own prerogatives2. As of 2024, the CoR had not 
exercised this right, although it was considered for two pieces of legislation which were not 
adopted in the end. In 2024, it employed 587 staff, and operated with a €122 million 
budget, of which 72 % was allocated to personnel expenditure and 28 % to buildings and 
miscellaneous operating expenditure. More details on the CoR’s roles, responsibilities and 
structure are in Figure 3. 

Figure 3 | Roles, responsibilities and structure of the CoR 

 
Source: ECA. 

 
2 Article 8 of Protocol No 2 TFEU. 

European Committee of the Regions (CoR)

Founding and purpose

The CoR was created in 1994 following the entry into 
force of the Maastricht Treaty in response to increased 
demands for regional and local representation in EU 
governance.

Purpose: to provide a formal platform for local and 
regional authorities, ensuring their input on legislation 
that affects matters in regional or local areas.

Evolution over time

Since it was established in 1994, the CoR’s remit has 
expanded with successive EU Treaties, including the 
Lisbon Treaty (2009), which granted it the right to 
challenge EU legislation on subsidiarity grounds. Its 
advisory role has grown to cover a range of policy areas, 
such as climate action and regional development.

Structure and functioning

Members: up to 350 members who are elected officials or politically accountable to regional or local assemblies. 
Members are nominated by member states and appointed by the Council of the European Union.

Bureau: consists of a president, vice-presidents, presidents of the political groups and other members who coordinate 
the CoR’s work.

Commissions: six permanent commissions organised by policy area (e.g. environment, education, economic policy) to 
draft opinions and resolutions. 

Plenary: the CoR plenary meets five to six times a year to adopt opinions, reports and resolutions. This assembly includes 
all members and is the CoR’s highest decision-making body.

https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=LEGISSUM%3Aai0033&qid=1756204586973
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=oj:JOC_2016_202_R_TOC
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08 The CoR members are grouped according to their political affiliation. Six thematic 
commissions carry out the legislative work, which covers a broad range of areas that 
concern local and regional authorities. In the commissions, CoR members produce 
opinions on EU legislative proposals and initiatives and discuss other relevant issues. All 
major political groups are represented in thematic commissions, and rapporteurs are 
appointed in a way that reflects balance across regions and political affiliations. Opinions 
are adopted first at commission and then at plenary level by majority vote, through the 
process of amendments, further ensuring representativeness as a collective opinion. 

The Committees’ shared services 

09 The CoR and the EESC share several administrative and support services for translation, 
logistics, IT infrastructure, security, and building management. This shared-service model 
was established to generate economies of scale and avoid duplication of resources, since 
both Committees are relatively small compared to other EU bodies and have comparable 
activities. A formal agreement between both Committees sets out how the joint services 
operate. 

The Committees’ opinions 

10 To fulfil their advisory role, both Committees issue opinions. These may be requested by 
another EU institution or adopted by the Committees on their own initiative3. At both 
Committees, opinions are prepared by one of their members nominated as a “rapporteur” 
and who may draw on external expert advice. Opinions are adopted at plenary meetings of 
the Committees, after passing through earlier approval stages. For details of the types of 
documents issued by the Committees, see Figure 4. 

 
3 Articles 304 and 307 TFEU. 

https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=oj:JOC_2016_202_R_TOC
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Figure 4 | Output from the Committees 

 
Source: ECA. 

11 The number of opinions varies every year; for the CoR, it can be between 50 and 70, and 
for the EESC, from 150 to about 220, and it depends on factors like the legislative cycle and 
the Committees’ own priorities. The Committees also issue a small number of other 
documents. See Figure 5 for the details of documents issued by the Committees from 2019 
to 2024. 
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Figure 5 | EESC and CoR output, 2019-2024 

 
Source: ECA, based on EESC and CoR documents. 

Audit scope and approach 
12 Our audit methodology complies with the international standards on auditing issued by 

the International Organization of Supreme Audit Institutions (INTOSAI). Our audit covered 
the processes used by the EESC and the CoR to produce opinions between 2019 and 2024. 
We examined different types of opinions and all aspects of their production, from the 
Committees’ strategic planning to the impact of their work. We did not directly examine 
the content of the Committees’ opinions. Committee members are responsible for 
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producing the opinions. The administrative staff, together with experts (“advisors” in EESC 
terminology) provide support. 

13 Given the unique nature of the Committees’ work, an analysis of their costs against the 
number of opinions that they produce would not be meaningful. We therefore focused on 
their core work designed to contribute to participatory democracy at the EU level, and 
assessed the processes used by both advisory bodies designed to support: 

— the quality and impact of their opinions; 

— the delivery of opinions in time to contribute to the legislative process; 

— the analysis of how their views are considered by institutional stakeholders during the 
legislative process. 

14 Our audit approach combined document review, sample analysis and fieldwork. We 
selected a sample of 30 opinions from each Committee, across different types of opinions, 
policy areas and years during the parliamentary term (2019-2024). Figure 6 shows the 
audit work carried out to obtain the evidence for our observations. 
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Figure 6 | Audit work carried out 

 
Source: ECA. 
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Annex II – EESC processes for drafting and 
adopting opinions 

 

Source: ECA, based on EESC documents. 
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Annex III – CoR processes for drafting and 
adopting opinions 

 
Source: ECA, based on CoR documents. 
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Annex IV – Time elapsed until plenary adoption, 
sampled opinions 

 

Source: ECA, based on EESC sample. 
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Annex V – Time elapsed until plenary adoption, 
sampled opinions 

 

Source: ECA, based on CoR sample. 
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Annex VI – Examples of own-initiative opinions 
potentially contributing to legislative changes 

Box 1 

CoR opinion on the outermost regions of the EU 

On 10 December 2020 the CoR adopted an own-initiative opinion on outermost 
regions. 

On 12 May 2021, the European Commission announced its intention to revise the EU’s 
strategy on the outermost regions, following the CoR’s recommendations put forward 
in its opinion . On 4 October 2021, the European Parliament adopted an own-initiative 
report on this matter which took the CoR’s opinion into consideration. 

The Commission adopted its renewed strategy – Putting people first, securing 
sustainable and inclusive growth, unlocking the potential of EU’s outermost regions – 
on 3 May 2022. The new strategy emphasises place-based approaches and tailored 
support for the outermost regions across all EU policies calls for building on the 
unique assets of outermost regions such as biodiversity, blue economy, and renewable 
energy potential, and acknowledges the new context in the aftermath of the 
pandemic. 

Source: ECA, based on CoR, Commission and European Parliament documents. 

Box 2 

CoR opinions on affordable housing 

On 1 December 2017, the CoR adopted an opinion Towards a European Agenda for 
Housing urging action on affordable housing and calling notably for an EU Agenda for 
Housing with the active involvement of the local and regional level. 

The Affordable Housing Initiative was launched in October 2020 as part of the 
European Commission’s Renovation Wave strategy aiming to create 100 lighthouse 
renovation districts across the EU. 

In April 2024, the CoR adopted another opinion Smart, sustainable and affordable 
housing as a tool for local authorities to face multiple challenges. The opinion 
advocated for a joint, multi-level, multi-stakeholder “Housing Agenda for the EU” to 
coordinate policies, funding and models across all levels of government. 

President von der Leyen announced in the Political Guidelines 2024-2029 that the new 
European Commission would put forward the first-ever European Affordable Housing 
Plan to help address the urgent housing crisis facing millions across the EU, who are 

https://cor.europa.eu/en/our-work/opinions/cdr-3319-2020
https://cor.europa.eu/en/our-work/opinions/cdr-3319-2020
https://www.europarl.europa.eu/doceo/document/TA-9-2021-0368_EN.html
https://www.europarl.europa.eu/doceo/document/TA-9-2021-0368_EN.html
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:52022DC0198
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:52022DC0198
https://cor.europa.eu/en/our-work/opinions/cdr-1529-2017
https://cor.europa.eu/en/our-work/opinions/cdr-1529-2017
https://cor.europa.eu/en/our-work/opinions/cdr-4562-2023?
https://cor.europa.eu/en/our-work/opinions/cdr-4562-2023?
https://commission.europa.eu/document/download/e6cd4328-673c-4e7a-8683-f63ffb2cf648_en?filename=Political%20Guidelines%202024-2029_EN.pdf
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unable to access appropriate housing at an affordable price. In line with the CoR’s 
advocacy in 2024, the portfolio of the designated Commissioner for Energy and 
Housing stressed the need for multi-level and multi-actor dialogues and put forward a 
European Affordable Housing Plan addressing energy poverty and sustainable 
housing, while also indicating the Commission’s intention to review the suitability of a 
wider eligibility for investments in housing under the EU State aid rules (“social” vs 
“affordable” housing). Furthermore, on 18 December 2024, the European Parliament 
established a Special Committee on the Housing Crisis in the European Union (HOUS), 
which had a 12-month mandate1 to propose solutions for decent, sustainable and 
affordable housing. 

The CoR adopted a further opinion in May 2025 on The role of cities and regions in the 
EU Affordable Housing Plan setting out the response and requirements of local and 
regional authorities in relation to the future EU Affordable Housing Plan and 
highlighting the importance of active subsidiarity in this policy area where 
competence is primarily at the national and particularly at the local and regional level. 
This led to close cooperation between the CoR and the European Parliament’s HOUS 
committee, notably participation of the CoR in the high-level panel opening the joint 
European Commission and European Parliament event launching public debate on 
Affordable Housing – addressing the housing crisis in the EU on 25 March 2025, and 
the participation of the CoR in the HOUS committee on 6 May for discussions with the 
HOUS Chair and members. 

The Commission aims to continue working with the European Investment Bank Group, 
Europe’s national promotional banks and international financial institutions) to 
develop a new pan-European investment platform for affordable and sustainable 
housing. 

Source: ECA, based on CoR, Commission and European Parliament documents. 

Box 3 

EESC – Universal access to housing 

The EESC adopted an own-initiative opinion, Universal access to housing that is 
decent, sustainable and affordable over the long term, advocating universal access to 
decent, sustainable and affordable housing. The own-initiative opinion was discussed 
in a study group of nine members, at the EESC Section on Transport, Energy, 
Infrastructure and the Information Society and adopted at the EESC Plenary meeting 
on 16 September 2020. 

 
1 P10_TA(2024)0066. 

https://ec.europa.eu/info/law/better-regulation/have-your-say/initiatives/14670-European-affordable-housing-plan_en
https://cor.europa.eu/en/our-work/opinions/cdr-0042-2025
https://cor.europa.eu/en/our-work/opinions/cdr-0042-2025
https://energy.ec.europa.eu/events/conference-affordable-housing-addressing-european-housing-crisis-2025-03-24_en
https://ec.europa.eu/commission/presscorner/detail/en/ip_25_671
https://ec.europa.eu/commission/presscorner/detail/en/ip_25_671
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=oj:JOC_2020_429_R_0013
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=oj:JOC_2020_429_R_0013
https://www.europarl.europa.eu/cmsdata/294732/HOUS%20Mandate.pdf


 46 

 

The key message of the opinion was a call for a European Action Plan on housing, and 
following significant promotion and follow-up of the opinion, this Action Plan was 
adopted by the Commission on 16 December 2025. 

The EESC organised high-level conferences and actively engaged in ministerial 
meetings under successive EU presidencies. These efforts culminated in the Council 
Liège Declaration adopted on 5 March 2024, which tasked the EESC with organising an 
annual EU housing summit together with the Parliament, Commission, and the CoR. 
This commitment was reinforced in President von der Leyen’s 2025 State of the Union 
address, underscoring the EESC’s influence on EU policy agendas. 

Source: ECA, based on EESC, Commission and European Parliament documents. 

Box 4 

EESC – A call for an EU Blue Deal 

In October 2023, the EESC adopted an own initiative opinion, A call for an EU Blue 
Deal, calling for a paradigm shift to address water in all EU policies. The call included 
the President's Declaration for an EU Blue Deal, which was based on nine cross-cutting 
own-initiative opinions on water prepared by several sections and coordinated by the 
EESC Consultative Commission on Industrial Change. 

The EESC’s Declaration called for the appointment of a Commissioner in charge of 
water resilience (action 21), and for the publication of a European Water Resilience 
Strategy. 

The EESC cooperated closely with the European Parliament on this initiative from the 
outset: in October 2023, the EESC and 36 Members of the European Parliament 
co-signed a joint letter calling on EU Heads of State and Government to support an EU 
Blue Deal as part of the European Commission’s new mandate. Following exchanges 
with the MEP Water Group and the ENVI Committee, the European Parliament’s May 
2025 Resolution on the Water Resilience Strategy contains direct references to the 
EESC’s work (for example under point 19 on industrial policies). 

The EESC’s call created a strong momentum, leading to the appointment of a 
Commissioner in charge of water resilience (in line with the Blue Deal Declaration), 
and also to the publication of the European Water Resilience Strategy in June 2025. 

Source: ECA, based on EESC, Commission and European Parliament documents. 

  

https://www.housingeurope.eu/wp-content/uploads/2024/12/LIEGE%20DECLARATION%20-%20EU%20Belgian%20Presidency%202024.pdf
https://www.housingeurope.eu/wp-content/uploads/2024/12/LIEGE%20DECLARATION%20-%20EU%20Belgian%20Presidency%202024.pdf
https://housing.ec.europa.eu/news/presidents-state-union-speech-addresses-housing-crisis-2025-09-10_en
https://housing.ec.europa.eu/news/presidents-state-union-speech-addresses-housing-crisis-2025-09-10_en
https://www.eesc.europa.eu/en/our-work/opinions-information-reports/opinions/umbrella-opinion-call-eu-blue-deal
https://www.eesc.europa.eu/en/our-work/opinions-information-reports/opinions/umbrella-opinion-call-eu-blue-deal
https://www.europarl.europa.eu/meps/en/home
https://www.eesc.europa.eu/en/news-media/press-releases/eesc-urges-eu-leaders-act-now-water-crisis
https://www.eesc.europa.eu/en/news-media/press-releases/eesc-urges-eu-leaders-act-now-water-crisis
https://www.europarl.europa.eu/doceo/document/TA-10-2025-0091_EN.html
https://www.europarl.europa.eu/doceo/document/TA-10-2025-0091_EN.html
https://watereurope.eu/new-commissioner-for-water-resilience-appointed-by-european-commission/
https://environment.ec.europa.eu/publications/european-water-resilience-strategy_en
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Abbreviations 
Abbreviation Definition/Explanation 

CoR European Committee of the Regions 

EESC European Economic and Social Committee 

NGO Non-governmental organisation 

OECD Organisation for Economic Co-operation and Development 

RoP Rules of procedure 

TFEU Treaty on the Functioning of the European Union 
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Glossary 
Term Definition/Explanation 

Bureau Group of members at either the EESC or CoR that draws up political 
priorities and oversees their implementation.  

Commission 

Term used at the CoR to refer to six internal bodies that are 
responsible for the legislative groundwork underpinning opinions, 
each covering a broad range of areas of interest to local and regional 
authorities. 

Key performance indicator Quantifiable measure showing performance against key objectives. 

Referral 
Term used in the context of the EESC and CoR to describe an official 
request from another EU institution for an opinion on a specific policy 
proposal, legislative draft or other topic. 

Resolution 
At the EESC and the CoR, a political statement expressing the body’s 
collective position on an important political, institutional or social 
issue. 

Rules of procedure Set of guidelines or instructions governing the way an organisation 
conducts its business or activities. 

Section 
Term used at the EESC to refer to six internal bodies that are 
responsible for the legislative groundwork underpinning opinions, 
each covering a specific subject area. 

Study group At the EESC, an internal body, comprising employers’, workers’ and 
civil society representatives, that is responsible for drafting opinions. 
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Replies of the European Economic and 
Social Committee 
https://www.eca.europa.eu/en/publications/sr-2026-12 

 

Replies of the European Committee of 
the Regions 
https://www.eca.europa.eu/en/publications/sr-2026-12 

 

Timeline 
https://www.eca.europa.eu/en/publications/sr-2026-12 

  

https://www.eca.europa.eu/en/publications/sr-2026-12
https://www.eca.europa.eu/en/publications/sr-2026-12
https://www.eca.europa.eu/en/publications/sr-2026-12
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Audit team 
The ECA’s special reports set out the results of its audits of EU policies and programmes, or 
of management-related topics from specific budgetary areas. The ECA selects and designs 
these audit tasks to be of maximum impact by considering the risks to performance or 
compliance, the level of income or spending involved, forthcoming developments and 
political and public interest. 

This performance audit was carried out by Audit Chamber V – Financing and administering 
the Union, headed by ECA Member Jan Gregor. The audit was led by ECA Member 
Katarína Kaszasová, supported by James Verity, Head of Private Office and Iveta Turčanová, 
Private Office Attaché; Colm Friel, Principal Manager; Attila Horvay-Kovacs, Head of Task; 
Nita Tennilä and Piotr Zych, Auditors. Jennifer Schofield provided linguistic support. 
Jesús Nieto Muñoz provided graphical support. 

 
From left to right: Nita Tennilä, Iveta Turčanová, Attila Horvay-Kovacs, James Verity, 
Katarína Kaszasová, Piotr Zych, Colm Friel, Jennifer Schofield and Jesús Nieto Muñoz.
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Within the EU institutional framework, the European 
Economic and Social Committee and the European 
Committee of the Regions provide opinions on proposed EU 
legislation. The former represents employers, workers and 
civil society organisations, while the latter represents 
elected local and regional authorities, thereby both 
supporting participatory governance. We examined 
whether these Committees produce relevant, timely and 
high-quality opinions and effectively assess their impact. 
We found that both Committees have quality management 
procedures that support the production of their opinions, 
but there are gaps for the selection of experts. Delays in 
producing the opinions may sometimes reduce their 
influence on decision-making, and monitoring systems 
emphasise outputs and visibility rather than systematically 
assessing whether opinions influence draft legislation. 

ECA special report pursuant to Article 287(4), second 
subparagraph, TFEU. 

EUROPEAN COURT OF AUDITORS 
12, rue Alcide De Gasperi 
1615 Luxembourg 
LUXEMBOURG 
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Enquiries: eca.europa.eu/en/contact 
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